developmental stages of a crisis (Reynolds & Seeger, 2005) . Mainly five-and six-stage models have been introduced (e.g. Reynolds & Seeger, 2005; Moe & Pathranarakul, 2006 ), but at their simplest, the stages of a crisis include a pre-crisis or an incubation phase, an acute or crisis phase, which follows a dramatic event, and a post-crisis stage, when questions on cause, responsibility, and preparation for a new crisis are addressed.
A theoretical basis for crisis communication is provided by Reynolds and Seeger (2005) , who propose the 'Crisis and Emergency Risk Communication Model' (CERC) in which risk or warning messages and crisis communication are brought together into a more encompassing form. In this process approach it is asserted that communication must begin long before an event erupts, and continue after the immediate threat has subsided. According to Reynolds and Seeger (2005) a single phase can require more than one method of communication when the audience is diverse and its segments are affected in different ways by the crisis in question. Furthermore, this process approach calls for the integration of communication planning both prior to as well as during and after a crisis. In this way, a crisis is regarded as a natural stage in an ongoing evolution (Sellnow, 1993; Weick & Sutcliffe, 2007; Kersten, 2005) .
The above-mentioned Crisis and Emergency Risk Communication Model mentions various stakeholders that should be taken into account. Stakeholders are any group or individual who can affect or is affected by the achievement of the organization's objectives (Freeman, 1984) . Although stakeholder theory has been criticised, e.g. for being too static (Key, 1999; Fassin, 2008; Luoma-aho & Vos, 2010) , the basic idea that communication should be adapted according stakeholders' needs is well accepted in the field of communication. Here the concept of stakeholders refers primarily to groups of citizens and communities who are more or less directly involved in the crisis situation, but also to the news media as an intermediary party, and, for purposes of internal communication, other response organizations within the network of actors. Citizens may have various needs for information and expectations towards response organizations. In order for communication to be effective, it is important to monitor stakeholders' perceptions and to understand the way of thinking of the various groups (Vos & Schoemaker, 2006) . This means that throughout the various phases of a crisis the communication needs of citizens should be tracked. Messages are more effective if they match the audience's needs, values, background, culture and experience (Reynolds & Seeger, 2005) . It should be noted that stakeholder groups are not always homogeneous entities but may consists of subgroups with different interests, objectives, agendas and priorities (Fassin, 2008) . Thus, a stakeholder approach in crisis communication requires a more detailed analysis of stakeholders' communication needs.
Method
This study aims at identifying gaps in communication in disaster management experienced in practice. The research question is: what kinds of problems do crisis managers and communication experts encounter when conducting crisis communication in practice? To investigate this, an online questionnaire was conducted in June 2008.
It consisted of open-ended questions addressed to experts in governmental organizations (including rescue authorities) and non-governmental organizations (NGOs) on their experiences in disaster management and communication.
The respondents were asked to give their personal opinion as an expert, rather than as a representative of the organization they worked for. Since crises communication strategies depend on situational factors, such as stakeholders' expectations and the developmental stage of the crisis, the respondents were asked to comment on their experiences of communication with stakeholder groups in various phases of a crisis. The questions dealt with the communication constraints experienced with a particular stakeholder group, and challenges of communication related to a specific moment in time.
Three questions concerning communication gaps with different stakeholders were asked: The respondents were then asked to specify any phases of a crisis -before, during and after, that pose extra challenges to communication. More specifically, the respondents were asked to identify factors that might hinder communication in either the early or post-crisis phases. Furthermore, the respondents were asked what the most efficient communication system for a disaster would be, and what protocols of communication would be useful in these kinds of situations. Finally, they were asked to mention what should be avoided in crisis communication and what would be their advice for best practices.
The respondents were recruited in various countries within and outside Europe. Via governmental organizations in Europe and international humanitarian response organizations contacts were sought with experience in disaster management and communication. A snowball sampling tactic was used in which contacts were asked to mention experts in other organizations. The invitations, which included the link to the questionnaire, were sent by email. The questionnaire was open for three weeks, during which time one reminder was sent. The total number of invitations was 94, and 40 experts answered the questionnaire. According to the theoretical framework explained in section 1.1, the material was analysed from the perspective of various stakeholder groups. The data were organized and analysed, firstly, according to each stakeholder group (citizens, the media, and other response organizations) and the phases of a crisis (before, during and after), separately. After that a deeper content analysis of the answers was conducted and the data were reorganized according to emerging themes by the stakeholder group. Below, for each stakeholder group, the main themes that emerged in the answers are reported along with the phases (before, during or after a crisis) to which the respondents refer.
Results
According to the findings, response organizations prefer to follow the general protocols of communication set up for normal situations also in the event of a crisis. For public authorities the golden rule of communication in a normal situation is that the information provided should be open and available. In crisis situations, however, this is challenging because of the need for rapid information exchange. Authorities are obligated to give information as quickly as possible, but , Communication gaps in disaster management: Perceptions by experts from governmental and non-governmental organizations. Journal of Contingencies and Crisis Management. Vol.20, Issue 1, pp.1-12. DOI: 10.1111 /j.1468 -5973.2011 not at the expense of accuracy and liability. Also, problems occur when actors from different organizational cultures and structures, who thus have their own ways of handling a crisis, need to cooperate. In communications with citizens, a lack of accountability was reported in situations where authorities use intermediaries (partners or translators in international crises) instead of communicating directly with the public. Open communication implies that dilemmas are shared and mistakes apologized for. Communication difficulties after crises included accusations that the authorities were slow, inaccurate or inconsistent in informing the public.
Below, the results of the online questionnaire are presented. Firstly, the comments that referred to communication gaps in the response network are reported. Secondly, the constraints in communication via the media are discussed, and thirdly the challenges in communicating directly with citizens.
Communication constraints within the response organization network
Before a crisis occurs, it is important to identify possible partners and agree on how things are to be divided between the network actors. In well-established relationships the parties have good knowledge of each other's working methods and competences (Palm & Ramsell, 2007) . Mutual agreements along with adequate capabilities serve as a good basis for preparedness. The following gaps in network communication were identified based on the results of the online open-ended questionnaire.
The role of communication
Communication is not necessarily an integral part of disaster management, and thus the role of communication can be understood very differently. In some cases communication was referred to as channels or means of communication, whereas in others it was understood as a system incorporating various communication functions, such as monitoring, dissemination of information, coordination of tasks, evaluation, and external communication with various publics. Differences in definition should be acknowledged and discussed in the disaster management sector.
Next to the definition of crisis communication its purpose is also considered unclear, as the goals of communication may conflict. In civil crises such as natural disasters the main goal is to rescue people and reduce harm, but there are other agendas as well. One communication goal might be, for instance, to limit reputational damage. Public organizations mostly prioritise reestablishing the public order (Seeger 2006) . Also, competition about resources, power, priorities and visibility between response organizations was noted.
" On some occasions, the parties might be unwilling to share information for various reasons. Trust across the response organization network was seen as crucial and a lack of transparency as a problem. During a crisis it is important to practise an honest and transparent exchange of information between the response organizations involved. However, the respondents reported collisions between actors, as some organizations are easier to work with than others. Problems have occurred, especially between national and international actors, and between military and civil responders. Having a good reputation was seen as a factor improving network communication between the partners. Organizations with a good reputation are considered trustworthy, and other actors are willing to share information with these. The respondents suspected that some organizations consider inter-organizational coordination, where the level of experience differs substantially, a waste of time. Others see coordination as a security risk for their own agency. Due to challenges and scepticism in inter-organizational relations, it is essential to have inclusive and regular coordination that would facilitate accommodating and constructive interaction by responders as rapidly and for as long as possible. To conclude, the respondents stated that more uniform decision-making, coordination structures and execution of policies are needed in order to conduct efficient communication. Each organization has its own way of doing things, and changing these in favour of greater integration is a challenge, since cultures develop slowly. Also, it must be clear which level, operational or strategic, predominates in decision-making. In other words it must be planned how communication 'upscaling' from the local to the regional and national level is done. Hierarchical organizational structures adapt poorly in highly uncertain situations. This makes structural preparedness even more important. Decision-making processes during crisis situations should be as open as possible, as fluent information sharing in the network facilitates cooperation.
Evaluation and learning from crises
Finally, evaluation and learning from crises is not considered good enough. The respondents stressed that after a crisis, organizations should honestly and effectively evaluate what happened and make the changes necessary to increase resilience in future crisis events. A problem in achieving this objective, however, might be that response organizations define the closure of a crisis differently. Furthermore, it is not customary to share experiences within the network after a crisis. Experience and preparedness are linked and the level of tacit knowledge among the actors varies. Furthermore, the respondents called for the better documentation and dissemination of lessons learned. Currently, organizations do self-evaluations of their performance, but assessments are not discussed together and consequently valuable information is left partially unused. Lessons learned from recent disasters should be taken into consideration and added to a body of 'disaster knowledge'. Careful documentation also enables more accurate assessment and evaluation. In making assessments the following elements were reported to be used: qualitative reports, response time, number of persons rescued and casualties, content analysis of media reports, comparisons of activities according to planning documents, checklists, goals, and values, long-term follow-up evaluations some years after the incident, and lessons-learned meetings and reconstructions based on logs.
" 
Communication constraints with the media
The media are an important intermediary target group and partner for public organizations and NGOs when it comes to communication in crisis situations, as civilians will turn to the media to find out more about a current crisis. Past crises have proven, however, that cooperation between journalists and organizations' spokespersons has been unsatisfactory. Nowadays news dissemination is global and news travels fast. In the following, the reasons reported for gaps in communication with and via the media are presented.
The respondents mentioned that the struggle to reduce time lags leads to various problems. When the relationship between the response organization and the media weakens, each party's motives and its trustworthiness as an information source are questioned. Response organizations that send messages late can be perceived as not being open enough. Furthermore, losing its position as a first source makes it difficult for a response organization to protect the privacy of victims and their families during a time of increased media pressure. Because the online media nowadays can deliver news faster than ever before, it is becoming more important for public organizations to not just give the facts but also to interpret the situation and explain its consequences to the public.
Expert manpower for media relations
The scene of the crisis is often chaotic and rescue workers lack the capacity to deal with journalists at the site of the event. Interviews and photographs often take place in the field with officials and eye witnesses rather than with trained spokespeople in an organization's headquarters. Adequate human resources to perform communication tasks are needed not only in the command centre but also in the field. There was an evident need for the importance of communication to be acknowledged on the higher managerial level, and some respondents suggested that for crisis preparedness, communication training needs also to reach the grassroots level.
"The media want the story out immediately as it is happening and staff needs to be dedicated for this -The media want people at the crisis site, not comments from head offices."
[Project/programme manager of a non-governmental organization with experience in humanitarian emergencies, technological/man-made disasters, disaster preparedness and mitigation, recovery, and conflict in the Middle East and Africa]
"I think one big error is not to involve a crisis communication team or person responsible for it into management level."
[Project/programme manager in a governmental organization with experience in natural disasters, technological/man-made disasters, disaster preparedness and mitigation and crowd management in Europe]
Accountability
In media relations, the biggest challenge after a crisis is the blame game. The respondents mentioned that in the aftermath of a crisis the news media often turn to the apportioning of blame, with the authorities being accused of possible mistakes and inadequacy or of being slow to act. It is also a time for accountability and the rebuilding of trust if it has been broken. Response organizations should understand that the orientation of the media is different in the phase after a crisis, and that even when they are not implicated in the cause of the crisis they may face critical questions. For this purpose also, media relations need timely attention. According to the respondents, a precondition for preventing unnecessary collision with the media at this stage is to ensure the participation of communication experts at the management level where decisions are made. It might also then be possible to address prejudice about the media's motives. As one of the respondents stated, the media are expected to focus on negative points of view, and to an uncritical audience. 
Communication constraints with citizens
According to the current understanding of the field of public relations, dialogue with various stakeholders is the core of communication. This is equally the case in crisis situations. The traditional sender-oriented thinking has lost ground in the literature to a new receiver-focused approach. Monitoring the needs and expectations of people in the social environment is a central function of public relations in times of crisis. Although the importance of listening to the relevant publics has been acknowledged in the literature, the respondents nevertheless noted that in practice the receiver orientation in communication with civilians and miscellaneous groups continues, for various reasons, to remain a challenge for response organizations.
The human perspective
Response organizations often fail to meet the expectations of all the diverse public groups, and hence neglect the human perspective. This could be addressed prior to crises occurring. As in many instances in the literature, the results of the present questionnaire acknowledged that the starting point for crisis communication should be people -the directly and indirectly affected civilians and communities, and their needs. The respondents felt that they should not only be prioritized in time but also in the content and focus of the communication. Societal readiness to cope with a crisis situation can be seen as an important precondition. In part, societal readiness has to do with the resources and response capability available. It is also the ability to make informed decisions and take action in terms of relief. Moreover, the level of social capital in society matters. Communication with the public is important because it affects public perception and behaviour. In the preparedness phase more attention could be given to an attitude of empowerment. Open communication with affected individuals and communities was stated to facilitate selfefficacy, i.e. the belief of people that they can protect themselves, and hence have control over the situation. This, combined with participation in decision-making, can have a positive impact on people's well-being.
"I believe that efficient communication with affected individuals and communities facilitates their participation in the decision-making and that has an important impact on their survival and well-being."
[Project/programme manager in a non-governmental organization with experience in humanitarian emergencies, technological/man-made disasters, disaster preparedness and mitigation, recovery and conflict in Middle East and Africa] Palttala, P., Boano, C., Lund, R., and , Communication gaps in disaster management: Perceptions by experts from governmental and non-governmental organizations. Journal of Contingencies and Crisis Management. Vol.20, Issue 1, pp.1-12. DOI: 10.1111 /j.1468 -5973.2011 The preparedness phase gives opportunities to address possible crises. The respondents suggested that familiarity lessens perceived uncertainty in a crisis situation, while new and so far unexperienced threats seem to be more frightening. Also, consciously taken risks may be perceived as less harmful than those out of people's own control.
"On the one hand, a risk that is taken consciously is felt to be smaller than a risk which is not controllable (e.g. smoking versus a train accident). On the other hand, the familiarity of risk matters, since new things seem more frightening and threatening (new technologies versus flooding)."
[Communication expert of a governmental organization with experience in disaster preparedness and mitigation and communication with press and public in Europe]
Monitoring
Throughout a crisis it is considered important to listen to concerns and needs of citizens. The respondents address this as a prerequisite of interaction and dialogue. However, assessment of the needs of an affected population was claimed to be time-consuming, whereas lifesaving activities require rapid action. Knowing the audience and its views calls for monitoring; this was seen to be one of the core roles of public relations. Understanding the risk perception mechanisms of people requires a thorough analysis of, for example, their background, level of knowledge and expectations. The experiences people have affect how they cope with a crisis situation. The respondents stated that in cases where the community had not been exposed to similar disasters before, the crisis response climate was thought to be more difficult due to a lack of understanding. It takes time to build a common platform and set a path for long-term recovery. Also, it is considered a challenge to explain possible risks that may not seem realistic or are difficult to fathom. In some cases also a lack of public or political interest in a topic hinders communication.
" During a crisis the course of events is not easy to predict. Nevertheless response organizations need to assess the situation quickly and accurately, as one respondent stated, avoiding overly optimistic predictions about a problem and never dismissing peoples' fears and concerns. The stakeholder landscape, however, is not homogeneous or simple, a fact which needs to be taken into account in communication planning. The respondents stated that it is often assumed that in the first response phase a more standardised form of communication can be used, while it is agreed that the later rehabilitation and recovery phases need more complex forms of exchange. This was criticised as possibly leading, for instance, to gender insensitivity in the initial relief operations, or to neglecting people with disabilities in the immediate response to a disaster. Accurate targeting is also needed in the first stage of crisis response. The message has to address the various stakeholder levels of the emergency (individual, family, community, province, ethnic group and so on). In the initial relief operations the message is mainly targeted at a limited and very vulnerable group; later, as the primary concern shifts from the relief to the rehabilitation and then recovery phases, the target of the messages expands. Defining stakeholders and monitoring their expectations is difficult, but this is also true of the sending of the actual messages. Groups of affected people may be spread over several locations. Extensive communication covering various means and channels is important because of people's different patterns of media consumption. In addition, the respondents warned that citizens may not recall the information given, and suggested the use of combined methods, e.g. reinforcing oral messages by written reminders. When monitoring reactions of citizens, the social media also need to be addressed.
Enhancing trust
Believable messages are credible and enhance trust (Seeger, 2006) . Maintaining confidence is a challenge which can be overcome by openly explaining difficulties and what has been done in order to avoid severe consequences or additional harm. Building trust requires not just professional expertise to rescue people and mitigate harmful consequences, but also openness and empathy, explaining decisions and alternatives. The respondents stressed that crisis messages should tell people what can and cannot be done by the authorities, what people can and cannot do for themselves, and where to get more information about the crisis event.
Public authorities are often afraid to cause panic, a concern which may lead them to withhold information. However, making information available offers people the chance to make better-informed choices (Reynolds and Seeger, 2005) . According to the respondents, in crisis communication, honesty, candour and openness constitute a golden section. Accurate, widely distributed and timely information is expected to reduce anxiety and strengthen people's sense of self-efficacy and encourage them to take of protective measures.
" The paying of attention to enhancing trust needs to be continued
The main gaps in communication were discussed in the context of cooperation across the response network, media relations, and communication with citizens. Coordination among response organizations presents a challenge, as todays' crises are complex and responses to them involve multiple actors. Every organization works in its own way and therefore more uniform decision-making and coordination of communication are needed. The functions and importance of communication should be clarified. Inadequate knowledge of the roles, tasks and working methods of other actors hampers the ability to cooperate. Standard operating procedures, lessons learned and cooperative training add to crisis preparedness.
Media relations were considered as important and demanding. Nowadays it is considered necessary to protect responders and victims from media pressure, and therefore public authorities need to accentuate their position as the main sources of information. The partner role of the media is recognised but could be capitalized on better. More media training was also suggested.
Two-way communication with citizen groups needs a detailed, contextualized approach. The large variety of such groups calls for multiple communication strategies. However, defining groups, their backgrounds, information needs and perception of risks is not yet a core competence in practice. Crisis communication requires attentive targeting, which means that messages addressing various stakeholder levels should be based on careful monitoring of the communication needs of the various publics involved. Strengthening the self-efficacy of publics should also be a communication goal of response organizations, since the threat to be handled is lessened if civilians themselves are able to act. Perceptions of credibility and trust towards public authorities also influences risk perception. For the building of trust it is not just expertise in implementing rescue activities and mitigating harmful consequences that are required, but also openness and empathy when explaining decisions and alternatives.
It is for future crisis communication research to look into the areas mentioned. Such efforts could be conducted from the perspective of strengthening the preparedness of the response network, clarifying the quality criteria for communication, and addressing hindrances or dilemmas for further consideration and dialogue. By making the bottlenecks more visible and connecting them in a generalized form to the different crisis phases, it will be easier for organizations to see potential underachievement, and hence improve action.
To support evaluation and learning about crisis communication an audit instrument could
